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in January of 1976 this Branc 
launched a study titled Managers 
for Local Government, the objective 


MANAGERS of which is to predict the quali- 
tative and quantitative requirements 
FOR for local-government managers over 
the next ten years, and to recommend 
LOCAL methods by which needs can be met. 
GOVERNMENT A questionnaire was sent to all 
municipal clerks, treasurers, chief 
A Study administrative officers and personnel 


officers. The responses were compiled 
and analysed in a report titled "The 
Data Base", released in June of this 
year. A similar questionnaire to 
council members has been analysed, 

and comparisons have been drawn with 
the analysis of the questionnaires 

to appointed Offucraian. The question- 
naires were backed by interviews in 
nearly 100 municipalities. 


THE DISCUSSION PAPERS Using primarily those sources of 
data and opinions, this paper has 
been produced:‘as the third in a 


Kia. ORGANIZATION AND series of papers to be issued in 


the next few months. The topics of 


THE MANAGEMENT FOCUS the papers are: 


- Manpower Planning 
(CinWicws culls tom) 2, 

- ‘Career Planning-(in circulation), 

- Organization and the Management 
FOCcuS, 

=" "RecruLtment, 

- Education and Training, 

- A Summary of Issues for Action. 


These papers will be discussed with 
municipal associations, professional 
groups, individual municipal staff 
members and councillors, educators 
and opinion leaders. 


Advisory Services Branch A second series of papers, with more 

Ministry of Treasury, definitive recommendations will 
Economics and Inter- follow. Discussions resulting from 
governmental Affairs these papers will lead to the final 

ota Floor report, which is planned for the 

56 Wellesley Street West summer of 1977. 


Toronto, Ontario 


Winter 1976 


E.A. Gomme 


Director 
Advisory Services Branch 
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INTRODUCTION 


Management may be viewed as a horizontal band 


erossing all funettonal sectors of organizations. 


In muntetpal government management ts not just the 


heads of departments and the supervisors of functtons, 


but the tnteractton of those admintstrators which sets 


and achieves goals for the organtzatton as a whole. 


Management ts that part of any hterarchy where 


@taeds are translated tnto definitive acttone. Lr te 


that level of the organtzattonal structure which: 


plans--things to be done and methods for 
doting them; 


organtzes--establtshes a structure of 
authority for arranging, defintng, and 
co-ordinating the work subdtvtstons; 


staffs--ensures that sufftetent numbers 
of people wtth approprtate sktlls are 
always available for the work that needs 
tO pe done: 


directs--makes dectstons and embodtes 
them in spectfie and general orders and 
tnstructtons; 


reports--keeps those to whom the management 
ts responstble informed, and keeps ttself 
and tts subordtnates informed through 
records, research, and tnspectton; 


budgets--forms the fiscal plans, accounting 
and finanetal controls. 


lnnese elements of management are drawn from the writings 
of both Henri Fayol and Luther Gultck, and are noted in 


Hodgetts, J.E., and D.D. Corbett, Canadtan Publte Admin- 
istration, The MacMillan Company of Canada Ltd.; Toranre,; 
1968, p. 49. 
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Thts paper looks at muntetpal-government organt- 


zatton and at management as it functions within the 
organtzatton. 

There are 835 munietpalittes in Ontario; few, tf 
any, have exactly the same organization. For the purpose 
of thts paper four baste types of organization structure 
have been tdentified: 

- eounetl/no committees/no C.A.0.; 

= -counetl/ commit ttees/no-C A. 0.3 

- council/committees/C.A.0.; 

= Council/no, or few, .commttrecs7no CAO. 

An tndtvidual munteL~paltty may nor emaecrly Fre tie 
Beser~ptiron of any of these jour types,  Trare aio 
recognized that no organtzatton ts statte because 
organtzations respond to a number of tnfluences and 
pressures, not the least of whtch ts the element of 
human resources. 

Regardless of the type of structure of an organt- 
zation, an examtnatton of the management process ts not 
meaningful without recogntating where, tn the structure, 
management dectstons are made. 

The second part of the paper, then, ts devoted to 
an examtnatton of the focus of management--that ts, the 
point within the organtzatton at which the previously 
described management functions are performed. The 
focusses tdentifted are: 

- head of counettl; 

- eounectl; 

- eommittee of counetl; 

- echtef admintstrattve offtcer; 


-~ eo-ordinating officer; 
- management team. 
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Again tt ts recognized that there will be feu, 
tf any, examples of these focusses in a "oune | apaee's 
The point at which management ts focussed is governed 
as much by the people in the organtzatton as it ts by 
the structure of the organization itself. 

For the purpose of a clearer dtsecusston, this 


paper accepts these definitions: 


Chief Administrative Officer 


- a stngle member of management wtth 
dtrect responstptltLty over (atl 
department heads, and with direct 
eontrol over the muntctpaltty 's 
resources and processes. 


Co-ordinating Officer 


- a stngle member of management who 
ts responstble for co-ordinating all, 
or some, management acttivtttes, but 
who does not have direct authority 
over all muntctpal departments. 
Thre offteer may also pe a head 07 
a stngle department as well as the 
co-ordinating offtcer. 


Team of Managers 

- a group of sentor management staff, 
usually department heads, charged 
wtth co-ordinating the cross- 
departmental acttivittes of the 
muntetpality, but with no direct 
responstbility over the departments 
except the department for which each 
ts already the head. 

The six potnts at whtch management can be focussed 
have been tneluded tn this paper tn roughly the order 
they appear in local ogvernment according to the popul- 
ation of the munictpality. It must be understood that 


this order does not suggest a natural progresston from 


one type of management focus or organtzatton structure 


to another. 
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Stattsties gathered in this study are used in 
these discusston papers as tndtcators of attitudes 
rather than as strictly accurate numerical forecasts. 

No attempt ts made tn thts paper to tdenttfy one 
particular structure or management focus as being more 
suttable than any other for munictpal government as 
a whole or for any individual muntetpaltty. The paper 
ts not prescriptive but, rather, an examination of 
the style, tenor, and dynamics of management tin local 
government tn Ontarto. 

Personal comments on thts paper or secttons of 


the paper are invited from people involved in local 


government. 
Bonnte N. Brown David M. Mtichener 
Secetton Manager Local Government Advtsor 


Advisory Services Branch 

Ministry of Treasury, Economtes 
and Intergovernmental Affatrs 

6th Floor 

56 Wellesley Street West 

Toronto, Ontarto 

M7A 1Y7 


Telephone: 416/965-7031 
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WHO ARE THE MANAGERS? 


For the purpose of this study, a manager is defined 
as one who is involved in: 
="allocation and control of staft resources: 


- formulation of policy recommendations to 
council: and 


- administration of policies or programs: 

In doing this work, managers must perform the 
traditional functions of management as noted in the 
introduction--planning, organizing, staffing, co- 
ordinating, reporting, budgeting. 

At the beginning of this study it was assumed that 
those involved in managing municipal organizations were 
the chief administrative officers, department heads, and, 
in some cases, second-line managers. It has become 
abundantly clear, however, that there is another group 
involved in municipal management--the council members. 
There are indications that in some municipalities nearly 
all of the traditional management functions are performed 
by council and council members. 

In an effort to determine the attitudes toward 
management and the way in which municipalities are 
managed, the following question was included in the 
questionnaire to councillors: (raw responses and per- 


centages based on 526 questionnaires are shown as analysis 


of the question). 
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31. Do you feel the coordination of your 
municipality's administration would 
best be carried out by: 


a) the head of council? 

Di, COUNCIL? 

c) Committees of council? 

ad) a Chief Administrative Officer? 

e) a coordinating officer (e.g., 
Clerk Coordinator)? 

f) a team of department heads? 

g) Other. 
No response. 


NB Percemcages totad more than 
100 because some councillors 
andicated more than one’ answer. 


Nearly 70% of the responses came from towns, townships 
and villages, with the remaining 30% coming from separated 
cities, boroughs, area municipalities within two-tier 
governments, and upper-tier governments. 

When this question was analyzed according to size and 
type of municipality, it became evident there were major 
differences of opinion between council members from small 
and large municipalities. 

The following chart shows how council members from each 
type of municipality responded to the question. It shows 
clearly that in the larger and reorganized municipalities 
there is a heavy weighting in favour of a chief administrative 
officer, while in the smaller municipalities the emphasis 


is on council or the head of council as the co-ordinating 


authority. 
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When the question was analyzed according to population 
of municipality, the results were basically the same as 
shown on the preceding chart--large municipalities favoured 
C.A.O. and small municipalities favoured council as the co- 
ordinating authority. There were no appreciable differences 
from the raw percentage responses when the question was 
analyzed according to the age, length of council service, 
and employment of the individual respondent. 

As a corollary to the question of how the management 


should best be co-ordinated, the councillors were asked 


the following question: 


To whom do you go with requests for 
municipal information most often? 


a) Head of council (or special 
assistant). 

DyLecouncr . 

ec). Committee (s) of council. 

d) Chief administrative officer. 

e) Clerk. 

f) Department head(s). 


a). Go Mize 
Db) or 7 % 
e) 11 2% 
d) BO 7% 
ée) 544 65% 
ng 2.2% 


662 


— 


N.B. Figures total more than 100 
per cent because many 
councillors indicated more 
than one response. 
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An analysis of this question based on type of 


municipality shows: 


- over 60% of those who said they would 
consult the head of council came from 
small municipalities in southern Ontario; 

- in the largest municipalities, department 
heads, other than the clerk, were consulted 
more than any other category, with the 
C.A.O. being the second most consulted; 

- only about 3% of the respondents from 
large municipalities go to the clerk with 
questions, while over 60% of the respondents 
from small southern municipalities do. 

These questions, examined in tandem, show a disparate 
approach to management co-ordination between large and 
small municipalities. The differences are glaring. It 
must be assumed that these differences are the result of 
inherent and contrasting factors in large and small munic- 
ipalities. One obvious difference is the volume and 
sophistication of the work to be performed in the munirc— 
ipality. This major difference translates into the 
adoption of varying organizational structures, with 
responsibilities and authority vested at varying points 
within those structures. 

This paper will, therefore, examine management 
structures that exist in municipalities; note the salient 
features of each; examine how and why these structures 
have evolved; and predict the future of these structures 


as to their capabilities in meeting the changing needs 


of municipalities. 
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MANAGEMENT STRUCTURES 


It can be useful, in evaluating the structure of 
management in Ontario's municipal governments, to attempt 
to draw parallels with private enterprise. The head 
of council may be equated to the chairman of the board 
of directors; the council itself may be seen as the 
board of directors; a city manager can be equated to 
a company president or general manager; a municipal 
clerk to a company secretary; a finance commissioner 
to the comptroller or vice-president of finance, and 
so on. The equation will further note that the board 
of directors is elected by shareholders, as the council 
is elected by ratepayers; that all officers from C.A.O. 
down are appointed by council, as all officers from 
president down are appointed by the board of directors. 

While these parallels are useful in discerning and 
examining relationships, the equation cannot be carried 
through completely. The comparison between the private 
sector and local government becomes invalid. The primary 
difficulty is that the roles of the policy-making bodies 
and administrative authorities are not clearly defined 
in the public sector as they are in the private sector. 

There is a maxim, simply stated, that the major 
function of a municipal council is to establish policy 
and the major role of the administration is to devise 


the most effective and efficient methods by which that 
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policy can be implemented. It is difficult to draw a 
line between these two functions. The administration 
must be involved in monitoring policy, through its imple- 
mentation, to ensure that practices and procedures continue 
to be appropriate to the needs of the policies for which 
they were adopted. Council members, as the direct 
representatives of the "Shareholders" of a municipality, 
must be aware of implementation methods and practices, and 
monitor their continuing effectiveness. 
The question of how a line could be drawn between 
policy making and policy administration was put before 
this study at the outset. It was recognized that if 
such a line could be drawn, it might be different for 
nearly every municipality and, even, for different 
situations within a single municipality. The matter is 
complex. 
The study has been unable to develop hard data in 
this area. Responses to sections of questionnaires designed 
to elicit data proved only that each municipality operates 
differently. 
Much objective information has been gathered, however, 
and this can be summed up in the following paragraphs: 
- The traditional roles of policy making and 
policy administration have, to a large extent, 
been reversed. Councils will make decisions 
on specific matters; administration will 
accept these decisions as precedent and attempt 
to judge future situations on the basis of 


those decisions; but councils tend to judge 
each situation independently. 
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- This trend was noted by some council members 
who went on to say that no two problems are 
exactly the same and must be judged on their 
individual merits. Appointed officials also 
noted the trend and suggested that pressure 
groups or "squeaky wheels" were the real reasons 
that functional, overall policy could not be 
developed and maintained. 


- One council member suggested that the role of 
council is rather like the role of a judge, 
while the role of administration is similar to 
that of the statutes. He hypothesized that 
administrators must have strict "guidelines" 

On which to base their decisions. They examine 
each situation against the model that has been 
devised and recommend on the basis of total 
community good. Council members, on the other 
hand, tend to consider a model as something to 
which exceptions will be made; cases are judged 
more on their immediate impact than on their 
long-range impact. 


Two disparate threads were drawn from volunteered 
responsest found in returns of both the questionnaires to 
Managers and the questionnaires to council members. Some 
council members complained of staff being in control, while 
others complained of staff not taking enough initiative and 
turning too much detail over to council for consideration. 
Managers complained about insufficient policy direction from 
council, and of council being too involved in policy admin- 
istration. These complaints came from all types and sizes 


of municipalities and were rarely accompanied by suggested 


solutions. 


TAS part of each questionnaire, respondents were asked to 
identify any problems or issues they felt were not dealt 
with in the questionnaire. Approximately 20% of the 
respondents, both managers and council members, made 
statements, ranging from a few words to two pages. 
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In many cases where a council member had registered 
a complaint against management on his questionnaire, a 
Member of the management group from the same municipality 
would have complained about council. The questionnaires 
were mailed six months apart. 

This issue, a "fact of municipal life", seems to 
arise when neither council members nor managers are aware 
of exactly what respective responsibilities they hold 
and, therefore, where they may be infringing on the res- 


ponsibilities which other parties feel belong to them. 
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THE STRUCTURES 


If the question of policy making/policy implement- 
ation needs to be examined, it needs to be examined from 
a variety of viewpoints. It has already been pointed out 
that a number of municipal structures exist. The point 
at which policy making and policy implementing meet--that 
is, where co-ordination takes place--is different in each 
of these structures. 

The structures this paper isolates are: 

1) Council/no committees/department head(s) 

2) Council/committees/department head(s) 

3)  Council/no or few. committees/C.A.0O. 

4) Council/committees/C.A.O. 

It is recognized that there are many variations on 
these themes, but it appears all fit well into these 
categories. As an example, a board of control (or executive 
committee) would fall into the second or fourth category; 
a management team would fall under either the first or 
See category. 

Information included in the following examinations 
of these systems is based on discussions with council 
members, managers, and a variety of people involved with 


local government. To a large extent the findings reported 


by Paul Hickey! in 1972 were used as a basis for the paper. 


lickey, Paul, Decision-Making Processes in Ontario's Local 
Government, Queen's Printer for Ontario... foronte, 129727 


pp. 101-180. 
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COUNCIL-NO COMMITTEES-NO C.A.0, 


RY ONY ONS 


(Small Municipalities ) 


In 1969, Hickey reported that 401 of the 921 munic- 
ipalities (44%) used this system of management. He 
also noted that the vast majority of municipalities in 
this category had a population of less than 5,000 and, 

im Lact, most*had“a popula@tionefeless, thane? £000. 

Hickey said these municipalities were, to a large 
eceut, COllectors’-of Funds for functions provided, by 
counties, boards of education, and other boards or 
agencies; little in the way of service was provided 
Garectiy by the “local councils 

Today there seems to be little change. About 340 
of the existing 835 municipalities (40%) use this system. 
Nearly all are small (under 5,000 population) and non- 
urban. 

In nearly all of these cases there is only one person 
who could be classed in the category of "manager", usually 
a clerk-treasurer (or secretary-treasurer in an Improvement 
District). There may be one or two office staff, often 
part-time. The role played by the administration is the 
carrying out of the day-to-day functions. All decisions, 
and indeed all functions of management, are carried out 
by the council. 

There appears to be no doubt this system will continue 


in use unless population increases or other factors bring 
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about an increase in work load and the subsequent delegation 
by comncil“of more responsibility to the administration. 

This structure is by far the oldest of all municipal- 
management structures in the Province. It relates directly 
to the requirements and spirit of the Baldwin Act of 1849. 
It is based on the concept that where minimal service 
needs to be supplied, minimal management needs to be 
provided. It fulfills the mandatory requirements of the 
existent Municipal Act. 

There are between 300 and 400 administrative employees 
fecnis Lype of municipality across the Prevince.s In the 
next 10 years about half of these will retire or resign. 
Most of the replacements will be "local sons". Management 
background or municipal experience will not normally be 
required because the tasks of these administrators simply 


Copmoertscall for 1t. 


SUMMARY: There appeans to be no doubt this structure 
wikk continue to be used in the type of municrpakrty 
whene it is presenthky found. It will be abandoned or 
altened only where population increases, herghtened 
work Loads, technological advances, or provanceral 


devolution of mone responsibikities to municrpalities 


nequine councillors to turn over more nesponsrbikrty 


to adminitstnatazaon. 
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COUNCIL-COMMITTEES-NO C.A.0, 


(Small and Medium-Sized Municipalities) 


Hickey noted that, in 1969, this was the most 
popular structure in local government, with 467 of 
the 921 municipalities (50%) using it. Today it is 
still widely used; it would appear that, of the 835 
municipalities today, approximately 380 (46%) use the 
system. A comparison of those municipalities using 
this structure in 1969 against those using it today 
shows that, in the main, those who have abandoned 
this system have moved toward a C.A.O. system. 

Hickey found that, except for the larger communities, 
these municipalities differ from those discussed in the 
previous section only in that they use the committee 
system. 

Municipalities using this structure of management 
range in population from about 3,000 to 650,000, but 
the vast majority lies in the 3,000-50,000 range. As 
a rule, there will be a standing committee of council 
for each department or general area within the admin- 
istration. There may also be a special committee 
(executive, policy, etc.) with overall cross-functional 
municipal responsibility. In the larger municipalities, 
there will be council committees for each service 


department, with another committee to monitor the staff 


departments. 
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Most decisions are made at the committee level. 
Matters raised at council sessions will almost invariably 
be turned over to the appropriate committee or committees 
for consideration. Committee recommendations will 
rarely be overturned by the full council. Department 
heads maintain close contact with the chairman, or 
strong member, of their committees. At one extreme, 
this will result in the department head consulting 
on even minor administrative matters, while the other 
extreme would find the committee head being informed 
of decisions which he would have to sponsor to council. 

The Board of Control is a specialized form of the 
committee system. Traditionally, each member of the 
Board will undertake the monitoring of one or more 
service departments within the municipal organization, 
and the management process equates to that of committee 
chairman and department head. The Board structure can 
Ae complicated by a committee system of council, resulting 
in a three-way decision-making process--controller, 
committee chairman, department head. 

The executive-committee structure is a distillation 
of the Board of Control structure. Like the Board, it 
is intended as a corporate policy-recommending body and, 
like the Board, its members often undertake the monitoring 
of specific departments. A major difference between the 
executive committee and the Board of Control is the 


weight given to recommendations. Council can overturn 
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Board decisions only by a two-third's vote, while a 
simple majority can overturn decisions recommended 
by the executive committee. 

It is noteworthy that The Municipal Act requires 
cities with a population of over 100,000 to adopt the 
Board of Control structure, unless two-thirds of the 
council members vote against this structure. In 1976, 
there were 16 cities (and boroughs) with a population 
of over 100,000, but only seven have Boards of Control. 

The council/committees/no C.A.O. system appears 
to be a transitional structure. The establishment of 
committees epeetre aS municipalities grow in population, 
volume of work, and sophistication of systems. The 
establishment of a C.A.O. system appears as municipalities 
find the need to co-ordinate various activities and 
funccions. 

Most of the municipalities that have adopted a 
C.A.O. system since 1969 had previously used the council/ 
committees/no C.A.O. structure. 

Of the 7,000 senior municipal managers identified 
byechis study, about half work in the council/committees/ 
no C.A.O. structure. In the next ten years about half 
of these 3,500 managers will retire or resign. Replace- 
ments will have, for the most part, about five years aye 
municipal experience, and management experience will 


increasingly be demanded. 


1 See Manpower Planning, the first in this series of 
discussion papers. 
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SUMMARY: The councih/committees/no C.A.0. structure 
Wilk Aematn Ain extstence in many areas, but municip- 
akities wikhl inerneasingky turn to the C.A.0. system. 
Within ten yearns, the number of municipalities in the 
councrh /committees/no C.A.0. category wikk have been 
neduced by about one-thind. Increased work Load, and 
a movement from stress on hard services to social 
Services, wikk make apparent the need f0n more admin- 
Astnative co-ordination. The council/committees /no 


C.A.0. Structure wikk remain approprrtate An aneas of 


Slow growth, and aneas with stable soctak conditions. 
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COUNCIL-COMMITTEES-C.A,0, 


(Medtum-Sized and Lange Municipalities |} 


In 1969, Hickey noted about 40 (4%) of the munic- 
ipalities used this structure, compared to about 100 (128) 
today. 

In most cases, this system was the outgrowth of a 
council/committees/no C.A.O. structure. The C.A.O. was 
added as a focus at the administrative level. In many 
cases, this structure was adopted as the result of an 
examination of the management structure by consultants. 
It can also be said that in most cases there was already 
an "unofficial" C.A.O.--a person to whom the other 
department heads looked for guidance and to whom the 
council looked for co-ordination. The establishment 
of the C.A.O. structure, then, was little more than 
making legitimate the existing informal structure. 

In this structure, council will establish admin- 
istrative committees for each service department (or 
group of departments), and the department head will 
have a dual reporting responsibility--to the committee 
Pewwevl as.to the C.A.0.. The C.A.0., as a co-ordinating 
agent, can help avoid the problem of the "management 
partners" (council and administration) discussed pre- 
viously in this report. The C.A.O. can, however, also 
become an unnecessary cog if he is circumvented by either 


the department head or the committee chairman, and if 
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councillors feel their prime responsibility is to. ther, 
committee rather than the whole council. His authority 
must be recognized at all levels if his responsibilities 
are to be fulfilled. 

The number of municipalities using this system will 
at least double in the next ten years, and perhaps as 
many as 140 municipalities will adopt this system.! In 
nearly all cases, these will be medium-sized and large 
municipalities. There are also suggestions that county 


government will move quickly into this type of structure. 


SUMMARY: This structure of Locak-government management 


wikk become much more widely used. It wikk be simple- 
mented in municipalities where there 45 difficulty in 
Pou ne co-ondination of departmental activities, and 
in municipalities where the structure has akneady evolved, 
but needs to be formally established. Those municrpat- 
ities which have already established this structure may 
move toward fewer committees of councik and more toward 


the council/no or few committees/C.A.0. structure as AheA4AA 


anowth moderates and as policy s0lidt fies. 


cee Manpower Planning, the first in this series of 
discussion papers. 
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COUNCIL-NO-OR FEW COMMITTEES-C.A,0, 


(Medium-Sized and Large Municipalities ) 


In 1969, Hickey suggested there were about ten 
municipalities using this structure. The same figure 
appears to apply today. In all cases these municipal- 
ities are in the medium population range and more 
specifically fall in the 30,000-100,000 range. 

With one or two exceptions, these municipalities 
had previously used a committee system, along with a 
C.A.O. Committees were gradually reduced in number 


until the only standing committee left was a policy 


committee of the whole, with special committees appointed 


from time to time. In some instances there is an 
"executive" committee, and occasionally two or three 
policy committees. 

These municipalities are involved in fairly 
sophisticated programs, but generally have a homogenous 
population with the same type, level, and degree of 
both hard and soft services applied throughout. the 
municipality. Often there is one major industry or 
type of industry. The administration is broken down 
into a series of departments with each department 
head reporting directly to the C.A.O. 

This is the structure of management into which a 
municipality moves when the council and its committees 
have already established clear policies, and where 


a long-term administration, wath its €.A.0.; fae ane 
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confidence of council. It also appears necessary that 
the municipality be in a period of stable growth as 
opposed to dynamic growth. 

It is interesting to note that responses to the 
questionnaire to councillors show that those most in 
favour of a C.A.O. system are those with over four 
years of council service. Most of those with two years 
Gr 6ss council service did not opt for a C.A.0. system 
The longer the experience in dealing with municipal 
administrators, or administration, the greater the 


desire for central co-ordination of that administration. 


SUMMARY: Municipalities that have adopted the counctk/ 


no on few committees/C.A.0. Structure wrkk continue to 
use it, unless dynamic growth occurs or there 445 a 
major change in councihk on the sociak demands of the 
community. In these situations, the munictpalities 


may revert to a committee pkus C.A.0. structure. 


7 
: 


; a + a ) Ranges: onke 21 
: aa daeese efeads % polled. ‘ Dae 


:  Aawong, in 


1 
m-, OO \ aeennoge? son Co siideorwssak 
ea Ve 
; Shae oe 7 “4 ecolDionep Gd aon 
7 A ft 


ae aE a .OvA.2 & 


F ; } at . ’ & { -“no7 tq 


SitacyY vw 14 <9 : 7 
ies Lionvon & 


2 


ivgxe Si yo. 


| av sein cy «avotdetiels 
ue 
af 7785 103 & 


Page 21 


THE FOCUS OF MANAGEMENT 


In any management structure there will be a central 
point from which and to which activities are planned, 
organized, and directed. 

This management focus determines not only numbers 
and types of activities but perhaps more important the 
style and tenor of management. 

This paper has, so far, addressed four types of 
municipal structure. This section of the paper will 
examine the various points within the structures where 


the management focus can exist. 
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CO-ORDINATION BY 
HEAD OF COUNCIL 


In many municipalities 
Gneehnead of council (mayor, 
reeve, warden, chairman) is 
the only person elected at 
large. The head of council 
is charged with presiding 
at meetings of the council, 
reporting and recommending 
to council, taking an active 
role in the execution of law, 
and overseeing the conduct 
= subordinate officers. 

The head of council is also 
usually an ex-officio member 
of all municipal boards, 
commissions, and committees, 
and in most cases (towns 
being the major exceptions) 
sits on the upper-tier 


government, if one exists. 


Council 


So oe ee oe 
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With these duties of leadership, it is natural that 
the head of council would assume the task of co-ordinating 
the management of a municipality if no other form of co- 
ordination has been established. It is even more natural 
if the head of council holds a strong position with the 
electorate and with council members--that is, if the head 
is recognized as a natural leader through long service 
Or through superior ability. 

The head of council is also designated as the chief 
executive officer by The Municipal Act. This is seen by 
some as encouraging the head of council to assume admin- 
istrative responsibilities. 

Many people have suggested, during interviews and 
discussions which form part of this study, that when the 
head of council co-ordinates the management, it is not 
because of the position as head, but because of the 
attributes and abilities of the individual. Some examples 
peas cited where management co-ordination had been vested 
in a long-term strong reeve, but this was not carried 
through to the successor, who was not a long-term strong 
member of council. 

It would appear, generally, that the focus of manage- 
ment will remain with the head of council only as long as 
that individual is able to maintain the solid respect of 
council members. Some examples were cited where the focus 


of management changed from the head when a new administrator 


(usually a clerk-treasurer) was appointed. There were 
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Suggestions in these cases that the head of council had 
evolved as the leader because of quality of the former 
administrator. 

This type of management co-ordination predominates 
in small municipalities, particularly those in Northern 
Ontario.! To a lesser extent it is found in small, 
usually rural, municipalities in Southern Ontario, and 
among county councils. 

Council members are less in favour of management 
being focussed in the head of council than are the heads 
themselves. The questionnaire to members of council showed 
that while 14% of the 607 council members who responded 
favoured the head of council as the focus of management, 
17% of the heads chose this method as compared to 12% of 
the other council members. Discussions with heads of council 
who favour this method show their main reasons to be: the 
Munacipality cannot afford to hire full-time starf members; 
somebody has to do it and the head of council is the only 
appropriate person; there has to be one central name or 
position to whom rate payers can come with their problems. 
Council members who opted for this method gave basically 
the same reasons. Elected officers, both heads and members, 
who opposed this method of co-ordination most often came 
from large municipalities and said that since councillors 
have a limited tenure of office, the only appropriate man- 


agement focus was at the administrative level. 


1 oee chart on Page 3 of this paper. 
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SUMMARY: The co-ordination of a municipality's man- 


agement wikk continue to be performed by the head of 


councrk tn smakk communities where the head of council 
has the respect of other members of council and the 
time to carry out these rnesponsibikhities, and where 
the municrtpal workload does not rnequine a stats 


member to be hined on designated as co-ordinator. 
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A CASE IN POINT 


Setting: 


Problem: 


Special Matters: 


Selution: 


Rams fAcatrons: 
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The Village of Home Town is located 
in an agricultural area. The popul- 
ation is composed mainly of people 
involved in business associated with 
agriculture, along with retired 
farmers. 


The community is too small to warrant 
full-time municipal managers. 


The Reeve of Home Town has been on 
council for over twenty years. He 
was a councillor for five years, and 
was elevated to deputy-reeve when the 
incumbent died. He has been reeve 
for the past twelve years. Most 
other members of council have served 
for at least six years. 


The reeve assumed responsibility for 
the management of the municipality. 
Village business was conducted more 
from his place of business than from 
the municipal office. All requests 
came to him directly, and all decisions 
were made by him and later approved 
by council. The part-time) clerk-— 
treasurer cleared all matters with 
the reeve, including the ordering of 
office supplies. 


There will be no change in the manage- 
ment of Home Town. When the existing 
reeve leaves office, another long-term 
council member will be elected, and 
will assume all the responsibilities. 
Forea short period the clerk=treasuzer 
may assist in decisions, if only to 
provide continuity in decision making. 
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CO-ORDINATION BY 
COUNCIL 


It is universally re- 


cognized that the municipal Council 


council in Ontario has both 
legislative and administrative 
responsibility. All decisions 
made for and in a municipality 
are in the name of council. 
Councils are required by 
statute not only to make 
decisions, but also to see 

HOs the) carrying out°eof the 
Beene tont. Most textbooks 
refer to the Ontario municipal 
council as having both the 
functions of a parliament 

and a cabinet. Many practi- 
tioners suggest the council 
also holds the authority 

that would normally be given 
to a deputy minister in either 
a federal or a provincial 


government. 
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The original intent of municipal legislation in 
early Ontario seems to have been that all power would be 
vested in the council, and that all administration would 
be carried out by the council. This concept holds today, 
and is altered only where the administrative aspects of 
the work have increased to the point where the councillors 
can no longer deal with them adequately or knowledgeably. 

When council is the agent that co-ordinates the 
administration of a municipality, there are usually no 
committees and all decisions are made based on consensus 
of the councillors. Interviews and discussions have shown 
that usually there is a predictable pattern of voting among 
the councillors on any issue--that is, the same aratrat sk taialase= 
will vote in bloc the vast majority of times. It was also 
suggested that a leader will rise from the council on most 
issues, and help direct the discussions. This leadership 
role will usually focus on a different member of council 
ear en type of issue, resulting in a modified form of 
"Committee". Nearly all those interviewed reported no 
difficulties with council acting as co-ordinator of man- 
agement unless the issues were not. clear and unless a clear 
recommendation could not be made by one person as a basis 
EOL Been esion and decision. 

A fault found in this type of co-ordination by those 
who are involved in it is that each matter tends to be 


judged on its merits as they appear at the moment, and that 
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no long-term policy is ever really established. Complaints 
about lack of information from staff and lack of staff 
inititiative were also higher among councillors in this 
Cacegory than. in most others. 

As can be seen on the chart on Page 3 of this report, 
Support for council as the co-ordinator of management was 
highest among county council members and nearly insignificant 
in cities and re-organized lower-tier municipalities. 

This type of management co-ordination is predominant 
only in municipalities with a population of under 10,000. 
Among those with a population of under 1,000, 47% of the 
council members felt this was the best system of management 
co-ordination. The percentage drops to 31% for municipalities 
with a population between 1,000 and 10,000, and becomes 
negligible when the population exceeds 10,000. 

This type of management co-ordination will likely 
continue in those municipalities where it is practiced 
until the work load becomes too great. Generally, these 
municipalities have part-time staff, or very few full-time 


staff members. Functions given over to staff members are 


usually day-to-day matters. 
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SUMMARY: Co-ordination of a municipality's management 


by councrhk 48 an interim measure, and wikl naturally 
be supplanted by a movement either to a strong member 
of councth on a strong member of the administration. 
Counctkh members neported some discomfort with this 
type of co-ordination and, in neanky akk cases, the 
administration found thts co-ordination to be quite 


uncomfortable. 
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A CASE -IN. POINT 


Setting: 


PrzobLem: 


Special Matters: 


SOLULLOMN: 


Rams ficatrzons: 
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The community of Upper Crust was formerly 
the wealthy part of a larger urban area. 
Recently the big homes had begun to be 
divided into apartments or converted 

into rooming houses. 


AS the style of the community changed, 

it became evident the style of the muni- 
Cipal government would have to change. 
The major problems had been hard services 
and enhancing the community's appearance. 
The emphasis was changing to social or 
people services. 


A new council, composed entirely of 

members of the "new" group, was elected 

on a platform of social change. The 
existing staff members, while competent 

in their departmental areas, had difficulty 
relating to the thrusts of the new council. 


Council decided that it would become the 
focus of management for the community, 
partly because of the platform on which 
it had been elected, and partly because 
there was no staff member who echoed the 
sentiments of council. Decisions were 
made in open council sessions, often with 
little consultation with department heads. 


Open warfare between council and admin- 
istration is the likely result. Impractical 
decisions will be made through lack of 
consultation. Even practical decisions 

may run into trouble at the administrative 
level if the administrator is opposed to 

or does not understand those decisions. 
Eventually, the staff will have to be 
changed, either in body or spirit, unless 
the council members find they cannot achieve 
their platform and do not seek or achieve 
re-election. 
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CO-ORDINATION BY COMMITTEES 
OF COUNCIL 


While the role of the head 
of council, council itself, and 
at least some of the admin- 
istrative officers, is outlined 
in legislation, there is very 
little reference to committees 
of council in The Municipal Act. 

The use of committees and 
their role vary widely, and 
generally depend on the size of 
council, the volume of business 
to be conducted, and local 
acceptance of the committee 
concept. It is widely accepted 
that in municipalities with a 
committee structure, the real 
policy making occurs at the 
committee level, and council 
as a whole functions as a body 


for receiving reports, and 
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approving committee recommendations. Of course, no 
action taken by a committee is valid until it has been 
approved by council. 

As can be seen from the chart on Page 3 of this 
report, support for committees as the focus of management 
is non-existent in cities and ranges to a high of 15% 
in municipalities that are part of a county. It is 
interesting to note that support for either committees 
and heads of council as the focus of management is roughly 
equivalent. There are no major variances from the raw 
percentages shown on Page 3 when the question is analyzed 
as to population of municipality, or age, length of service 
and occupation of the respondent. 

During the interviews with councillors and managers 
it was learned that co-ordination by committee is relatively 
new in municipalities where it exists. Many saw it as a 
step toward the eventual appointment of a co-ordinating 
officer. Most of those interviewed suggested the co- 
ordination had not been officially vested in the committees 
but that it had fallen to the committees because it was 
not being carried out at any other level. In most cases 
there was some type of "super" committee, often a finance 
committee composed of the chairmen of spending committees. 
Some managers reported an informal but regular meeting 
of department heads where activities could be discussed 


and co-ordinated. Some council members reported a similar 


meeting of committee chairmen. 
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Many people also noted the difference between policy 
committees and administrative committees. It was suggested 
that in small communities committees will assume admin- 
istrative responsibilities. As the volume and sophistication 
of work increases, these committees turn more toward policy 
making, delegating more administrative responsibility to 
the managers. In very large communities, committees spend 
nearly all their time on policy matters. 

Co-ordination by committees of council, as already 
noted, does not predominate in any type or size of municipal- 
ity. It never exists in situations where there is a chief 
aGministrative officer, a co-ordinating officer, or a 


recognized "strong" head of council. 


SUMMARY: Co-ordination of a municipality's management by 
: committee of council appears to be a stop-gap measure in 
the medium-sized municipalities where it exists, and a 
peramanent measure in the very Large municrpakrties where 
the committee members commit their full time to this job. 
In either situation, one of the committee members (usually 
the head of council) wikl nise to or be designated as the 


committee "chieks". In the medium-sized municipalities a 


chie, administrative offrcer wikl eventually be appointed 
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Spectak Matters: 
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The City of West Twitch is an average Ontario 
community with average problems, average 
Size, average growth, average taxes. 


The average staff handles the average 
problems moderately well. Average growth 
in assessment offsets average expend- 
itures to maintain an average tax rate. 
There iS an average amount of business 

on the council agenda. 


The mayor of West Twitch sees his role as 
basically ceremonial. He attends all 
functions within the municipality, leaving 
little time to carry out city-hall functions. 
Committees were established to oversee the 
activities of each department. There was 
no co-ordination of either the committees 
or the departments. The committees each 
set their own budgets for their own depart- 
ments. One year these requests were too 
Hagh’, 


The finance committee, which had basically 
Overseen expenditures and added up committee 
requests into a municipal budget, was re- 
designed. Membership on the committee 

was composed of the chairmen of the commit- 
tees of spending departments. The purpose 
of this committee turned from overseeing 
expenditures to co-ordinating financial 
demands, and eventually to co-ordinating 
the activities that caused the demands on 
the budget. 


West Twitch has, in effect, created an 
executive committee. The committee will 
likely discover that in order to fully co- 
ordinate the activities of the municipality, 
it must deal with one person who can co- 
ordinate the activities of the departments. 
This person will likely be the city treasurer, 
the department head already responsible to 
and known to the committee. The treasurer 
will become the "named" co-ordinator. The 
finance committee will evolve more and more 
into an "advise and consent" role, with 

other committees becoming more administrative. 
These committees will lose "status™ to the 
finance committee, and the other department 
heads will lose "status" to the treasurer. 
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CO-ORUINATION BY A CHIEF 
ADMINISTRATIVE OFFICER 


The position of chief 


administrative officer is Council 


relatively new to the Ontario 
municipal scene. In 1976, 
there were 113 people listed 
anvthe category of C.A.0O. 

by the Municipal Directory; 
however, only about half 

this number are given all 

the duties normally associ- 
a@eeq iwreh alCsA.O., ‘with 

the other half falling into 
the category of co-ordinating 
officer, such as clerk- 
administrator. 

Generally, a chief 
administrative officer has 
authority over all manage- 
ment functions and the 
department heads who 


administer the functions. 
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The C.A.O. position is recognized by all as the point at 
which all management is focussed. 

There have been many municipal Managers, during the 
course of this study, who have suggested that the title 
of C.A.O. could also apply to the clerk-treasurer or the 
senior department head (usually the clerk) in small mun- 
icipalities and very small municipalities. 

They argue that since this person is the only manager, 
or at least the recognized senior manager to whom council 
always goes for information or requests, this person is, 
in fact, the chief administrative officer. This argument 
is not borne out by responses from either the elected or 
appointed, as is shown in the chart which appears on Page 3 
of this report. It is clear that in the small and very 
small municipalities, the focus of management is maintained 
at the level of council, not at the administrative level. 
This indicates that while the clerk-treasurer or senior 
department head may $e hott many of the co-ordinating 
functions of a chief administrative officer, in fact, the 
"management" of the municipality and its programs is 
conducted by council. 

In both the questionnaires (to elected and to appointed) 
and interviews, a greater percentage of council members 
predicted a C.A.O. system would be established. Figures 


contained in the first in this series of discussion papers, 


Manpower Planning, show about 140 new C.A.O. positions 


will be established. 
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fie title for this position was reported to have 
caused some controversy. Many councillors said they 
would never recommend a title such as "city manager" 
because this would appear to the electorate as if all 
control had been given over to the administration. 

Many management employees expressed fear that a C.A.O. 
system would relegate their status to a lower position 
in the hierarchy. 

The chief administrative officer structure pre- 
dominates in highly urban and quickly-urbanizing 
communities. It appears this structure will spread as 
more municipalities enter this stage of development. 

It is also noteworthy that all but two of the reorganized 
upper-tier municipalities have a C.A.O. The Municipal 
Directory shows 13 of the 26 counties have a C.A.0O., 

Dot all hold another office .such as clerk .or treasurer, 
and their responsibilities fit more closely into the 

ae of "co-ordinating officer", which is discussed next 


meahas report. 


SUMMARY: There is no doubt, as a nesulkt of responses 
to this study's questionnaires, that the C.A.0. System 
wikk be adopted more and more throughout municrtpak 


government, and wilt become the most common of the 44x 


methods of management co-ordination identified in thts 


paper. 
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The Township of Bedroom was feeling the 
effect of rapid growth pushing out from 
the adjacent urban area. 


The township's management was structured 
along the traditional lines of clerk, 
treasurer, and other department heads. 
Council was subdivided into a series of 
committees, each with roughly the same 
area of interest as one of the department 
heads. 


With each election, there were substantial 
changes in the make-up of council. Decision 
making took place at the committee level 
and, since the only element of continuity 
for the committees was the department 

heads, these officials became more and 

more powerful. With no formal co-ordination 
of these officials or of the committees, 
some major urban planning problems were 
cropping up. What co-ordination there was 
came from the engineer, through his control 
of the major municipal functions. 


Council decided to establish a major policy 
committee, and to focus the management 
through a chief administrative officer. 

The engineer was selected as a result of 
the degree of co-ordination he had already 
exhibited in controlling his large budget 
and staff. Since he was nearing retire- 
ment age, council chose a "comer" to be 
groomed for the position. 


The position of chief administrative officer 
will be a continuing position within Bedroom. 
When the first C.A.O. left, the "comer" was 
appointed, and brought with him a new manage- 
ment style. Many of the department heads 
found their special problems, which had been 
paramount in the eyes of their former 
committees, were now considered to be part 
of Bedroom-wide problems, and were unable 

to make the adjustment. New department 
heads were found who more closely fitted 

the style of municipality-wide management 
rather than management-by-department. 
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V, CO-ORDINATION BY A 
CO-ORDINATING OFFICER 


The difference between a 
chief administrative officer 


anoea CO-Ordinating, officer 


is sometimes a fine eae 
more often is rather sub- 
stantial. The co-ordinating 
officer is usually also either 
the clerk or the treasurer 

of a municipality and has had 


the title of co-ordinator 


Co-ordin- 
ating 
officer 


added to his regular depart- 
mental duties. The position 
Qpeeo-ordinator is.often a 
eee measure for munic- 


ipalities that need a focus 


me ee ee repro rrr 
i 


but do not yet recognize the 
need for a full-time position 
for that co-ordination. 

While the C.A.O. is 
given full authority over 
department heads and the 


workings of all departments, 
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the co-ordinating officer does not have this authority. 
He is more of a facilitator than a C.A.O., unless his 

length of service or general demeanour has resulted in 

other department head recognizing him as the superior 
officer. 

The title of co-ordinator is found most often in 
small or medium-sized municipalities and in county 
governments. Depending upon the future and growth of 
the municipality, a co-ordinator position will be established 
either as a temporary measure or as a first-step to the 
adoption of a C.A.0O. structure. Temporary co-ordinators 
will be established for temporary situations. Munic- 
ipalities that have recently undergone annexations or 
amalgamations will end up having two people who had been 
clerks, as an example. One of these, usually the one 
with the longest service, will be named clerk. The 
position of co-ordinator is often dropped when the 
incumbent retires or resigns. Another case is where 
council has honoured a long-service employee by adding 
the title of co-ordinator to his normal department head 
title. Again, the title will most often disappear when 
the incumbent leaves. 

Difficulties seen in this type of management co- 
ordination include the fact that while the individual 
might be expected to carry out certain functions by the 


existing council, a subsequent council could have an 
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entirely different view. The system could also break 
down with changes among other department heads who had 
not grown up with the co-ordinator and who would not 
necessarily recognize his understood but unwritten 
authority. This type of co-ordination is vested in an 
individual, not in a position, and no successful pattern 
of transferring the co-ordination to another individual 
is apparent. 

Perhaps the difficulty in designing, recognizing, 
and effectively implementing such a position lies in the 
mixed "staff" and "line" functions it embodies. Cross- 
functional co-ordination is a "staff" function in these 
positions, because of the lack of authority over other 
department heads. But the position also carries "line" 
responsibilities for one of the municipality's operating 
departments, such as a clerk or treasurer. 

As can be seen from the chart on Page 3 of this 
report, support for this system was strongest among 
members of county councils and small municipalities. 
County councillors said the infrequency of council 
meetings (usually once a month) demand a continuing type 
of co-ordination while the small number of county staff 
does not warrant a fully-established chief administrative 
officer position. Reasons for the use of this position 


in small municipalities have already been discussed. 
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SUMMARY: The co-ordination 0f a municipality's 
management by a co-ordinating officer is a temporary 
measure, where 4t exists, and is either a step 
toward a C.A.0., or necognition of valued and Long- 
term service. This type of co-ordination i4 a 
necognition of an Andividuak as the focus of man- 


agement, not the position held by the individual. 
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A CASE IN POINT - 


Setting: 


Problem: 


Spectak Matters: 


SOLiULecon: 


Rami frcations: 


(A) 


The industrial, urban municipality of Filly 
and the surrounding residential township of 
Buster were amalgamated. 


The enlarged Municipality was faced with 
duplication in statutory positions. There 
were two clerks (one a clerk-treasurer), 
two deputies, etc., and all municipal 
employees had been guaranteed a job at the 
Same pay for at least one year after the 
amalgamation. 


The two municipalities had roughly equal 
populations and tax bases. Council members, 
in an attempt to ease the transition for 
all parties, decided to appoint department 
head "A" from Filly and department head "B" 
from Buster. The appointments were to be 
based on seniority and ability. Where the 
department head came from Filly, the deputy 
would come from Buster. 


The clerk of Filly had served more years 
than the clerk of Buster, but was within 
three years of retirement. 


The former clerk of Filly was named co- 
ordinator of the enlarged municipality. His 
position was recognized not so much as co- 
ordinating administrative functions as 

being a special assistant to the mayor. The 
clerk-treasurer of Buster was named clerk of 
the enlarged municipality. The Treasurer 

of Filly became the new treasurer. Filly's 
engineer was appointed engineer, since Buster 
did not have an engineer. Buster's road 
superintendent was given a new title, but 
continued with basically the same function. 
All other staff members were incorporated 
into the new municipality with basically the 
same responsibilities. 


When Filly-Buster's co-ordinator retired, the 
clerk was appointed clerk-co-ordinator. The 
co-ordinator part of the job was no longer 
seen as being assistant to the mayor, but as 
fully-effective co-ordinator of all municipal 
departments and the work. of, those departments. 
The co-ordinator was not given the right to 
hire or fire staff, except in the clerk's 
department, of which he was still head; but 
was recognized by all other department heads, 
and by council, as the person in whom all 
aspects of municipal management were focussed. 
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AV CASE IN POINT -— (B) 


Setting: The medium-sized industrial municipality of 
Hard Hat. Substantial growth had taken place 
in the 1940's and 1950's, coupled with the 
annexation of parts of surrounding townships. 

Problem: The clerk of Hard Hat was about to retire. 


The clerk was well-known and highly-respected 
throughout the community, and was recognized 
by all other department heads as the man who 
was in charge. The deputy clerk was new to 
Hard Hat, but had experience in several other 
municipalities. The treasurer and engineer 
both had worked for Hard Hat for over ten 
years. The new departments of planning and 
recreation were still seen as branches of the 
clerk's department, not as wholly separate 
departments. 


Spectak Matters: The council of Hard Hat was opposed to appoint- 
ing anyone officially as the "manager" of the 
municipality. The word "manager" did not sit 
well with the public, they said. They also 
had not noticed the position of strength to 
which the clerk had risen, nor his capacity 
to co-ordinate departmental activities and 
act as a go-between with council. 


Sokutton: The three major department heads quietly 
squared off and the treasurer rose to assume 
the unofficial role of co-ordinator. He was 
Supported by the engineer, who did not really 
want the job but did not want the "new boy" 
to get it either. The two newer departments 
were separated from the clerk's department, 
initially, and then informally tied to the 
treasurer's department in the end. The 
process took about two years and council 
members were not fully aware of the matter 
until everyone saw that questions at committee 
and council meetings were going more and more 
to the treasurer, and that the treasurer was 
being asked to make sure that things got done. 
The treasurer cemented his position when he 
assumed the function of personnel. 


Rams fications; When the treasurer retires or resigns, the 
municipality will go through another internal 
power struggle. This time there will be more 
departments, probably including a personnel 
department, but one which is tied closely to 
the treasury department. The "older" depart- 
ments will move further apart and the power 
struggle will involve getting support from 
the "newer" departments. Reporting relation- 
ships will fluctuate with each power struggle, 
until an official co-ordinator is named. 
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CO-ORDINATION BY A TEAM 
OF DEPARTMENT HEADS 


The concept of team 
management is relatively 


new to municipal govern- 


Menten, Ontario. . In true 


team management each 
member of the team is 
recognized as an equal. 
Chairmanship of the team 
will revolve among the 
members. Each member of 
the team will usually 
also be a head of a 
department, but will 
speak to wider-ranging 
issues as a member of 
the manasement team 
instead of only to 

those pertaining to 


his department. 


Counc: 
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Many municipalities incorporate other versions of 
team management in their management system, usually in 
conjunction with a c.a.o.1l 

As can be seen from the chart which appears on Page 3 
of this report, support for the concept of team management, 
or some version of it, is concentrated in large urban 
municipalities, more specifically in cities which are 
not part of an upper-tier structure. Many council members 
indicated more than one response when asked where manage- 
ments would best be co-ordinated in their municipality. 

The vast majority of those with two responses selected 
a combination of C.A.O. and a team of department heads, 
and nearly all these came from large, urban municipalities. 

Where it exists, this system of co-ordination is 
well supported by both managers and council members. In 
any form and with or without a C.A.O. structure, it ensures, 
at least, a communication among senior managers of a 
municipality. 

Where there is not a C.A.O. and where a management team 
does not meet the co-ordinating needs of the municipality, 
the focus of that co-ordination will either remain or shift 
to the council level, or a C.A.O. position will be established 


to meet that need. 


leor a more thorough examination of team management, see 

An Approach to Team Management — Thunder Bay - A Monograph, 
Advisory Services Branch, Ministry of Treasury, Economics 
and Intergovernmental Affairs, Toronto, Dae yee 1s 
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SUMMARY: Co-ordination of a municipakity's manage- 


ment by a team of department heads is usuakly a stop- 


gap measure, except when thts staucture 445 accompanied 
by a C.A.0. Team management nequines a high degree 

of common action toward corporate goals. The depart- 
ment structure of most municrpakities works against 
common action, and few, 44 any, munictpalr«tries ane 


able to estabkish the nequined specific goaks. 
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A CASE IN POINT 


Setting: 


Probkem: 


Spectak Matters: 


SOLUCLON: 


Rams fLcatirons: 
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The Town of Plenty Goodenuv had seen 
little growth or renewal for several 
decades. The population was static 

and satisfied. Change was basically 
undesirable. 


The clerk, treasurer and roads super- 
intendent were all long-term employees 
and were equally respected by members 
Of the council. “All three held high 
standing in the community through their 
jobs and through family connections. 


Both the clerk and treasurer had been 
members of council prior to assuming 
their positions. Two council members 
were close relatives of the road super- 
intendent. Nearly all decisions and 
problems were handled at the staff 
level, with the council session falling 
more into the category of a town meeting. 
Council business was conducted in about 
half an hour, but the session lasted 
all night as delegations were heard. 


The three department heads decided, 

on their own, to hold meetings together 
to iron out any problems. They hada 
common goal--to handle everything before 
it got to council--and were able to 
maintain the team leadership through 
Ghat ddak. 


There will be no difficulty with this 
arrangement until one of the team 
members leaves. The new person will 
probably not be included in the decision- 
making team. As a second team member 
leaves, the remaining person will 
automatically and nea become an 
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THE CHANGING MUNICIPAL SCENE 


For several years, most people in the field have 
been saying a major change is taking place in the thrust 
and direction of local government. Attempts to specify 
what the new direction is, or the reason for it, culminate 
in the statement that local government is no longer simply 
a supplier of hard services, but a dynamic agent in the 
design of the social environment and economic well-being 
of the community. 

These arguments are generally accompanied by pronounce- 
ments that the management structures of local governments 
are based on their former role of service suppliers, and 
that these structures must be altered to fit the new role. 

In the Bain's Report, commissioned in England to 
examine and report on management principles and structures 
in the new local authorities, the following paragraphs 
are found: 

wee. Local government is not...limited to the 

narrow provision of a series of services to the 

local community, though we do not intend in any 

way to suggest that these services are not important. 

It has within its purview the overall economic, 

cultural and physical well-being of that community, 

and for this reason its decisions impinge with 
increasing frequency upon the individual lives 

Srytts) citizens”. 

"Because of this overall responsibility and because 

of the interrelationship of problems in the environ- 

ment within which it is set, the traditional depart- 
mental attitude within much of local government 

must give way to a wider-ranging corporate outlook. 


This corporate approach should be displayed not 
only within the authority itself but also in its 
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relations with other spheres of local govern- 
ment and with public bodies... The allocation 
of functions to the different local authorities 
and the freedom given to them to create organ- 
isations which are appropriate to local needs 
only serve to emphasise the need for close 
co-ordination at all levels for the benefit 

of the community". 


"We believe that the need for a corporate 
approach is beyond dispute if local government 

is to be efficient and effective. We recognise 
that there are widely differing views on how 

it can be achieved, but it will not be sufficient 
merely for this principle to be recognised. A 
framework must be built in to the organisation 

of the various public services within which the 
idea can take root and develop". 

"...It is important to remember that management 
is not an end in itself. Changes in management 
structure or process must be justified in terms 
of the benefit to the community, for in the 
last analysis it is to the community that local 
government is accountable. In the business 
world management relates to the maximization 

of profits; in local government management is 
about, and more important, for people"-. 


Statements along this line were repeated in both the 
Maud and Mallaby committee reports on local government and 
its management when they were issued in Britain shortly 
before the Bain's Report. Similar statements will be 
found in the modern literature of most developed nations. 
In Ontario, nearly all municipalities with more than 
a dozen staff members are divided into a series of departments. 


Each department will be organized to carry out a specific 


aaine) M.A., et al., The New Local Authorities, Management 
and Structure, published by the Department of the Environment, 
"Her Majesty's Stationery Office, London, 1972, pp. Gy hes 
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function or process, such as roads, waterworks, data 
processing, budgeting and accounting, and so on. In 
many cases these departments operate completely separately 
from each other and, it has been said, in opposition 
to each other. 

If it is valid to say the new thrust in local 
government is to the social and economic environment 
of the community it serves, it would seem necessary to 
have the structure of the municipal organization established 
in a way to see to this inter-action of forces. This 
structure would, then, also have to be one of inter- 


action, not independent action. 
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MANAGEMENT AND PROFESSIONS 


There is a total of 25 groups and associations 
listed under "professions" or "functions" in the 1976 
Municipal Directory. Each of these bodies represents 
a specific type of work performed within local government. 
Each operates independently. 

A major purpose of each association is to provide 
a forum for communication among the practitioners of 
which it is composed. Another is to encourage and assist 
members in achieving the aims and objectives of the group. 

Most groups have a basic requirement for membership, 
usually based on the job held by the applicant, the 
educational background of the applicant, or a combination 
of job and education. 

Most groups have established some type of professional 
development program, ranging from formal, long-term 
educational endeavours to seminars and conferences. Some 
groups require members to undertake professional develop- 
ment activities. 

Interviews with municipal management staff throughout 
the Province have shown, with few exceptions, that in all 
but the smallest municipalities the lion's share of an 
individual's time goes into managing as opposed to work 
within the discipline or function for which he was 


specifically trained. 
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An examination of the activities of the various 
professional groups and associations shows, for the 
most part, that their seminars, conference topics, and 
even formal education programs, are based on the discipline 
or function, not on management of a municipality or even 
management within the discipline or function. 

There are indications that these groups will move 
more directly toward management as part of their develop- 
mental activities. The Municipal Engineers Association, 
as a result of a study conducted by Lionel Feldman 
Consulting Ltd. and Urban Design Consultants, has embarked 
on a plan to incorporate management training. The 
Association of Municipal Clerks and Treasurers of Ontario 
is now examining its educational program. The topic of 
management is gaining in popularity as an item on the 
agenda of most associations. 

It must be understood that these developments are 
taking place independently within the various groups. 
While it is recognized that management is a discipline 
which crosses through all other disciplines and that the 
same skills and tools are necessary for management within 


any functional or professional area, there is no association 
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Or group which addresses overall municipal management, 


or which accepts management as a major element of its 


activities. 


il 


The Ontario Municipal Administrators Association would 


most closely approach the area of overall municipal 
management but membership in this association is limited 

to those who are chief administrative officers. The 
Liaison Committee of the Professional Associations of 
Municipalities of Ontario (P.A.M.O.) is a body composed 

of representatives of the various professional groups 

and acts as a liaison organ for these groups, not as a 
sponsor for specific activities. P.A.M.O. was an originator 
of the idea which led to this study, and has supported 


the study throughout. 
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CONCLUSIONS 


Ex 


The major functions of management in local 
government and, indeed, in other levels 
of government and private enterprise, are 
planning, organizing, staffing, directing, 
co-ordinating, reporting, and budgeting. 


Within local government in Ontario these 

Management functions are performed at the 
council level, the administrative level, 

Or a combination of these levels. 


In very small municipalities management is 
generally performed at the council level. 
As the size of the municipality increases, 
bringing with it an accompanying increase 
in volume and sophistication of work, more 
and more management responsibilities are 
found at the administrative level. 


For any Organization to function properly 

it is necessary that an individual or 

group of individuals be named or recognized 
as the point at which management is focussed. 


The duties of staff members in large and 

small municipalities are so different they 
require separate approaches by educators, 
professional groups and associations, and 

other bodies such as the Province which 

have a direct involvement with local government. 


Management iS management. The same management 
responsibilities are found in all sizes 

and types of local governments, and in all 
departments within a local government. The 
volume and sophistication of work to be 
performed is the major criteria in deciding 
the sophistication of the management structure. 
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NEEDS TO BE DONE? 


- Should each municipality identify the point 
at which its management is focussed and 
determine if this point most effectively 
meets the requirements of the municipality? 


- Should each municipality attempt to identify 
the matters which differentiate between 
policy making and policy administration, in 
an effort to provide both council members 
and management staff with a more firm under- 
standing of the role and duties of the two 
groups? 


- Should the Province examine its legislation 
and communicating procedures to insure that 
these are in keeping with various types of 
management focus? 


- Should professional bodies and associations 
recognize the differing approaches to management 
in large and small municipalities, and tailor 
their professional development activities 
to these differences? 


- Should educators and groups involved in education 
for local government establish different programs 
for those involved in large and small municipalities? 


- Should individual managers identify how their 
position relates to the point at which management 
is focussed and the extent to which management 
functions have been incorporated into their 
jobs, as one of the first steps in developing 
career or training and development goals? 


- Should individuals determine how much of their 
time is spent managing and how much is spent 
within the discipline for which they were 
trained in order to direct their developmental 
activities toward the area which has the greater 
demand? 


- Should municipalities determine how much of 
staff time is spent managing and how much 
performing work in disciplines or functional 
areas, as an aid in manpower planning and 
recruitment? 
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